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Introduction . 

1% July 22, 1994, President Clmton announced that the L S would contnbute massrve 

rehef assrstance to the Rwandan refugees in response to an appeal from the Umted sahons I&h 

Comnussloner for Refugees The U S support would be provlded pnmanly by the nuhtary The 

Defense Department qu&ly responded, and almost all observers have commended rt for quxk 

action that saved thousands of hves The subsequent decision to have the U S nuhtary mthdraw 

from the Rwanda regon &d not, however, flow dxectly from the comnutments made by the 

Presldeflt and lus Nahonal Secunty A&er m July For that analysis, one needs to look at the 

d&re?t perspectxves of the orgamzahons mvolved and at how the Defense Department was able 

to use fFe nxhtary cham of command to serve its purposes 

The State Department and the Agency for Internauonal Development, facmg a humamtar- 

lan emergency of unprecedented magmtude, saw the srtuahon m the Rwanda area as unstable and 

mere reluctant to prematurely declare the cnsls to be over From thex perspectxve, it was 

nnportant for the U S to keep the President’s comnutment to support LXWCR 

To understand the perspectwe of the Defense Department, on the other hand, it is useful to 

keep q mind that tasks whxh run counter to an orgamzahon’s tradtional goals tend to meet 

res&&ce The Pentagon viewed nulitary support for the humanitanan rehef operahon as 

somethmg which was not its normal function particularly since there was no security component 

invoked Many military supporters further argued that such an operation would undercut the 

ultimate purpose of the nulitary, to sght and win the nation’s wars The m&ary concentrated on 

stopping the dying and then quxkly turning the operation over to ctian relief agencies. 

It therefore is understandable that the decision to terminate the miliw operation by 

Septerpber 30 was the subject of bureaucratic politics between the Defense Department on one 
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side and the State Department and US-AID on the other .4nd It should come as no surpnse that 

such a controversy would fjnd its way mto the pages of the Washmzton Post 

The President Estabhshes Pohcv 

Some 500,000 to 300,000 rel%gees fled from Rwanda into Zan-e m July 1994 Imhal 

eshmates at the hme were as bigb as 12 m&on people m the penod July 14-17 Tlus sudden and 

masswe outflow of ref&ees overwhelmed the abrltty of rehef agencies to provide water, food, 

me&Cal care, shelter and other relief items (Goma Group, 339) 

By July 20, the Office of the Umted Nahons High Commissioner for Refugees (LNHCR), 

wluch has the lead responslbtity mternahonally for protechon and assistance of refugees, quxkly 

put together a hst of eight self-contamed (and ill-defined) “service packages ” E&h Comnussioner 

for Refugees Sadako Ogata requested that donor governments provide the specified assrstance as 

m-kind contrrbuhons. Many of the packages were geared to the kmds of operahons wluch could 

be accomphshed by nuhtary establishments anport senxes, loptics base servtces, road servlclng 

and road security, site preparahon for ref@ee camps, provision of domeshc fi,xl for cookmg 

samtahon facilities, water management, and ahead management (UXHCR 2-4) 

The U S. was quxk to respond. On July 22, President Chnton held a news conference at 

the Wte House. He reported that 

. . The flow of refu%ees across Rwanda’s borders has now created what could be the 

world’s worst humaNtarian crisis III a generation. It is a &aster born of brutal 

violence, and according to experts now on site, it ls now claimmg one life every 

minute.. Today, I have ordered an immediate, masswe increase of our efforts in 
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the regton, XI support of asa appeal from the Umted Nahons H&I Comnussloner for 

Refugees (2) 

He sad the efforts would be dxected “from the Wute House” through the xahonal Secunty 

A&ser morkmg ~th the Deputy Secretary of Defense, the Admuustrator of USAID, and the 

Chairman of the Jomt Chefs of Staff The President explamed that the Defense Department 

mould “estabhsh and manage an a~hft hub III LIganda assxst in expandmg an%fi operahons near 

the refugee camps m Goma and Bukavu, estabhsh a safe water supply, and &tnbute as much 

water as possible to those at nsk ” In response to a queshon, he reported the cost would be “m 

excess of $100 nulhon.” (1, 3) 

The Mshtary C&xkly Responds 

The U S nuhtary effort, dubbed operahon Support Hope, quickly commenced It ended a 

httle oter two months later How the President’s policy was nnplemented, and why the m&ax-y 

operation ended when it &d, can be best understood by analynng the merent approaches taken 

by the in&ax-y and crvllian orgamzahons mvolved in the reltef effort. In parhcular, it IS useful to 

keep in nund particti relevant observahons on orgafllzatronal processes made by Graham T 

A&son 

A considerable gap separates what leaders choose-and what organizahons 

implement. . . Projects that demand that embng organizational umts depart Tom 

the-n- accustomed functions and perform previously unprogrammed tasks are rarely 

accomplished in their deswed form.. . Where an assrgned piece of a problem 15 

contrary to the ex&ng goals of an organ&&ion, resistance to implementation of 

that piece wdl be encountered (62-63). 
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\Tltlun a week after the Presldenfs announcement, nuhtary leaders slgnalled then- concerns 

about h& the assignment to facfitate refugee rehef was not part of the nuhtary’s eslstmg goals A 

newspaper report appeared m wluch Chamnan of the Jomt Chefs of Staff General John 

Shahkash\& and Atmy Chef of Staff General Gordon R Sulhvan expressed nuspmgs about 

such use of the m&ary The article noted that 

Humamtanan 1’1z1ss1ons are fine now and then, Pentagon officials say But these 

operahons sap tune and attention of semor offic&s, cut mto combat tranung 

exercises, he up eqmpment and personnel and take mcreasmgly scarce defense 

dollars away Tom other operahons focused on the Pentagon’s pnmary nusslon of 

makmg sure U S armed forces remam strong enough to wm two regional wars 

nearly snnultaneously A Pentagon task force on readmess upped Congress last 

week to create a separate fimd to pay for conbngency operahons rather than draw 

more money from the Defense Department’s operahons account (Graham ,429) 

Tevertheless, the President’s pohcy remamed m place. On July 29, the Defense 

Departinent announced that R was sendmg ad&honal troops for the Rwandan ad effort The 

admnnstration also asked Congress for $320 nulhon in supplemental appropnations for fiscal year 

1994 About the same tune, both Repubhcan and Democratic members of Congress “cnticzed 

the Clthton admm&raatrn for f&g to adequately and speedily deal with the civil war and refugee 

cnsd’ (lkming 2158) 

As the relief effort continued, f?equent mternational consu&ations were held on the 

polit&l, economic, mihtary and humanitarian aspects of the Rwanda c&s. On August 2, an 

international donors pledging conference was held at the United Kations in Geneva, Swrtzerland. 

In his speech, Richard McCall, head of the U S. delegation and chief of staffto USAID 

Pdmmistrator Atwood, described the international relief effort and the U.S achons “to implement 
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four of the eight senlce packages requested ” He menhoned the request for supplemental 

approptiations and noted that “much of tlus ti be used to contmue managmg the four senlce 

packages on behalf of ‘LSHCR ” He also reported that 

Secretary of Defense Wfiam Perry vlsrted Q&i and the refugee camps around 

Goma tlus past weekend Upon returnmg to Washmgton yesterday, Secretary 

Perry reported that, thanks to the collechve rehef efforts, the comer has been 

turned, but much work remams to be done (McCall l-2) 

Or~zahons Ds&r on the Termmahon Date 

Jomt Task Force Support Hope proved cnhcal to the expe&hous dehvery of humarutanan 

rehef By .4wst 12, a news report out of Kigah sad that “most Amencan soldiers probably wrll 

leave Goma, Zarre, w&in weeks, semor t- S officers here say ” Lt Gen Dame1 Schroeder, 

Commander of the Jomt Task Force. was quoted as saymg, “The Goma piece, I think, is settled. 

Our water production 1s now at the pomt where it 1s exceedmg consumption” (Vogel A12) 

Experts m humam- rehef, however, had a difFerent view The Deputy High Comrmssloner 

for Refugees on August 11 wrote to the U S Ambassador to International Orgamzahons m 

Geneva to explain that much more needed to be done “Substanhal support will be needed in the 

water sector unbl produchon goals are achieved in all areas and distribuhon systems are fully 

established and sustamable” (Walzer). 

By rmd-August, it was increasmgly clear that oetional perspectives on the relief 

operation in eastern Zaire Mered dramat~~I& between the Department of Defense on one side 

and the Department of State and the Agency for International Development on the other. 
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From the mthtary perspecttve, thchorst was over and it would soon be tune for an 

expedtuous transfer to rehef agencies In mid-July, Zarre had wrtnessed one of the Rorst 

humamtarian crises nnagmable up to 800,000 refugees had crossed the border m the course of 

four days and arrrved m a remote area of volcamc rock wtth msufIicrent water and food, almost 

50,000 refugees (between 6 and 10%) dred durmg the first month after the mflux By the second 

month’ however, “a well-coordmated rehef programme was associated wrth a steep de&e m 

death rates” to one-fourth of the earher level (Goma Group, 339-342) The U S mrhtary, ~th its 

unmatched logtshcai capabrhty, had provrded the necessary “surge capacity” whrch mternahonal 

relief agencies lacked for a crrsrs on such a massive scale As one Defense Department official 

mvolved m the operahon put it. once the dying stopped and the infrastructure was estabhshed, “our 

mrsaon was over” and resources whrch had been dtverted to Gperahon Support Hope could be 

apphed to “more appropnate tasks ” In hts Mew, “the mhtary dxdn’t percerve this as a true 

rntssrori” because there was no sect&y factor involved (Pentagon official) 

The crvrhan agencies, however, had a Werent outlook They were accustomed to deahng 

Rilth refugee and nugrahon crrses, but thts was one of the worst m history It seemed less and less 

hkely that the refugees (pnmarrly Hutus) would to return to Rwanda anytnne soon Extremists, 

many of whom had comnntted genocide, were hvmg in the refugee camps Meanwhtle, Rwanda 

itself had been devastated by the horn& genocide and the government takeover by the Rwandan 

Patriotic Front (led by Tut&s). The prospects for further conflict appeared to be high. Durmg the 

second month of the cnsis, 5 to 8 refugees out of every 10,000 were dying each day, and this was 

still wdy above the crude mortahty rate (0 6 per 10,000 per day) m Rwanda prior to the conflict 

(Gomd Group 340). Thus, from the perspectrve of State and USAID (and many non- 

governmental organtzations), this looked to be a long-term situation requrrmg large-scale 

humanitarian and development resources and an extraordinary commitment on the part of the 

international community. Given this context’ they saw it as important that the U S. Government 

meet rts July policy commitment to provide four of the “service packages” requested by UNHCR. 
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They also beheved that the departure of the mrhtary should take place only after certam standards 

were met (such as the generally-accepted figure for hters of water needed per person per day m a 

humamtarran emergency), and that there should be a seamless transihon as the nuhtary departed 

In thts view, it was tmportant to look obJectrvely at the situahon on the ground rather than sunply 

“deGne the crrsis as over so the mshtaty could leave” (Refugee officral) 

By the latter half of .4ugust, an addihonal factor, fumimg, became more promment m the 

orgamzahonal debate to determme when U S. m&at-y support for the rehef operahon would end 

&Wary supporters m Congress and the Executtve branch made, m effect’ a budgetary case for 

declatxtg that the nuhtary mrssron had been accomphshed On 14ugust 24, 1994, Senator Strom 

Thurmond, rankmg mmorrty member of the Atmed Servrces Committee, wrote a letter to the 

President urgmg that humamtarran operahons be paid from a separate account’ rather than from 

“the already anemrc defense budget ” Three days later, a newspaper artxle cxbng admnustration 

officials and congressional sources crrhcrzed the Clmton adnnntstration’s “open-ended 

commrtments [for the Pentagon’s Rwandan rehef nussxon and refugee mterdxtion in the 

Carrbbean] costing nulhons of dollars a day without agreement on how to pay for them” 

(Lrppman AlO). An official at the Department of Defense confirmed that “budget was part of the 

bureau&rahc remforcement of the percephon of mrssron responsibrhties” (Pentagon official) 

Meanwhile, rt was obvrously m the financial mterest of State (Bureau of Populahon, Refugees, and 

Mrgratron) and LX4ID (Office of Forew Dtsaster Assrstance) for US nulitary assistance to 

continue so that there would be less of a burden on then hnnted budgets as the relief effort 

continued 

TJXHCR, with xts responsrbrhty to care for the refugees after the initial crrsis passed’ 

considered rt vital to mamtam continurty m the humanitarran relief operation after wxthdrawal of 

Operation Support Hope. At the request of the High Commissioner for Refugees, the Counselor 

for Refusee and M&ration AfG.rs at the U.S. Mission in Geneva (the author) met on August 16 
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&h LX-ICR staff and &as presented ~th an urgent request for mformatron on U S plans and 

mtentrons m order to tdent@ resource gaps and pnontres m the coming meeks The U S 

Government response, which mas transnutted to Geneva ho and a half weeks later, made U S 

mtenhms clear 

The U S commitment “to carry out” the service packages will not necessanly 

contmue The U S comnutted its n&t&y forces to several L3HCR packages on 

an urgent, cnsts-response basis As KGO’s, under the gundance of ILHCR, are 

acceptmg responsrbrhty for these packages on a contmumg basis, the U S m&at-y 

1s bemg withdrawn U S forces w&drew from Goma on 26 -4ugust after havmg 

handed over operations to UXHCR et al on the ground Provided the situahon 

remams stable we expect to restructure the U S mrhtary presence in the regton to 

handle remammg misstons -- essentially airhft -- with greatly scaled-down presence 

at Entebbe and Ktgalr Plannmg constderahons (a) our goal is to have no 

residual military presence m the area, (b) U S mrlitary support should be 

considered only tf it 1s a umque, military capability not found m IO’s NGO’s or 

other countnes (Geneva response 1-2) 

Two days later, a news report citing U S. and internahonal rehef officials crrhcrzed the 

Defense Department’s organizational response to the President’s commitments in July: 

The discrepancy between the mte House’s promrses and the Pentagon’s 

performance was due to a combination of the admimstration’s reluctance to m&t 

that the mihtary meet each UN. task and the mihtary’s judgment that the tasks were 

either too costly, too risky or unnecessary. . [The projected end-September 

withdrawal] is earlier than some U S. diplomats and many mtemational relief 

workers favor. Moreover, the military plans to depart after performing only a 
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portron of the four prrncrpal human&u-ran task that SahonaJ Secumy ,4dvxer 

.4nthony Lake and other sensor officials m July pledged pubhcly tt would under&he 

(Smxth -41, -416) 

The artrcle also provtded a clue as to why the President and the Sahonal Securrty Council had 

allowed such bureaucrahc pohtics to proceed “Semor admnustrahon oflkals who would 

ordmamy closely momtor the nuhtary’s performance were distracted by crises m Cuba and Harh” 

(Smith Al) 

Soon afterward’ wrth most of the Rwandan refugees remammg m Zan-e, the U S mthtary 

-m whose operahon had been announced ~th great fanfare on July 22 -- was gone “JTF Support 

Hope completed re-deployment on 30 September and was drsestabhshed on 8 October 1994 

havxtg accomphshed the mtssron assigned by CISCEUR” (EUCOM 24) 

Some on the crv&n side see the mthtary as havrng w&drawn before theJob the U S 

Government had “contracted for” was completed, and to have done so when rt still was not clear 

whether the civrhan agencies could gear up qurckly enough to meet the mihtary’s tnnefi-ame 

(Refugee officral). The U S nuhtary review of Operahon Support Hope recognrzed such 

drvergent approaches taken by the crxtian and nuhtary omhons involved m the rehef effort 

The After Achon Report also explanted how the mrssron guidance through the &am of command 

to the Joint Task Force C ommander allowed the mihtary to prevarl in the bureaucrahc battle wrth 

the civflian organxzations. 

. . From the fkst the commander and staff were pernutted to develop &terra that 

defined success m doctrinal mihtary terms, resrsted mrssion creep, and encouraged 

the rapid transition of relief support from military to USAID or other civilian 

agency control. Other agencies, however, notably the State Department’ USATD, 
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and the ITi NGQ community. had a longer \lew of ml ohement that. PC’lthout 

spectfic bmtts. bias roughly hed to stabrhzahon of hfe III the refugee camps and 

nahon-burlding ach\lhes (m some cases they had p10 \lew of end state cmena as 

expressed and understood m nuhtary doch-rne) Clear mtssion gunlance thus 

pernutted the commander considerable freedom of achon m determming lus 

operahonal obJechves and end state, and was key m avonimg the addrhonal tasktngs 

to deployed forces that has become known as “mrssron creep” (EIXCM 26, 

emphasis rn orrgmal) 

It 1s also worth keepmg m mmd that the Rwandan refugee outflow took place only a few 

months after the last C S hoops had left Somaba. The Somalia operahon 1s commonly looked on 

as a fatlure, m part due to “mtssron creep” after xts orrgtnal goal, to allellate the suffering, was 

expanded to mclude nahon-bthkimg and later to arrest a parhcular warlord From the Pentagon’s 

perspechve, the Rpranda operahon was to be a success and there would be no Somaha-style 

mission creep 

Con&ion 

The termmation of merahon Support Hope by the end of September forced the crvrhan 

relief agencies to take over alI aspects of the relief operahon w&in a few months of the massrve 

refugee outflow Perhaps the presence of ‘L’ S. mrlitary support for a period beyond September 30 

would have made for a better hansrtion, but that subject is beyond the scope of tbrs paper. what 

is clear 1s that, for various reasons, U S. mihtary support provided to the relief effort did not match 

tltat which bad been promised by the President on July 22. That change in policy is best 

understood by looking at the Merent perspechves of the military and crvihan organizations 

involved and at the mrlitary’s use of guidance tbrougb its chain of comman dtowmtbe 

bureaucratic battle. 
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